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COIPTROLLER GENERAL'S 
REPORT TO THE CONGRESS 

DIGEST ------ 

WHY THE REVIEW WAS MADE 

Federal expenditures for social 
services have Increased greatly In 
recent years, especially in the and 
to families with dependent children 
(AFDC) proqram which increased from 
$625 rnllllon 1r-1 fiscal year 1970 to 
an est'lmated $1 9 bil'libn in fiscal 
year 1973 

One of the goals of these expendi- 
tures IS to help recipients get off 
welfare Other goals are to prevent 
or reduce illegitimate births, 
strengthen family life, attain or re- 
tain personal Tndependence, and pro- 
tect children 

GAO wanted to know if the goal of 
getting people off welfare IS being 
achieved as intended by the Congress 
The Department of Health, Education, 
and Welfare (HEW) has been unable to 
answer this question, although It 
has begun developing data so it can. 

GAO sought answers so the Congress, 
the executive branch, and the public 
~111 have better information to de- 
termine what role social services 
should have tn the Nation's welfare 
program 

GAO evaluated social services pro- 
v~ded to AFDC recipients to determine 
whether 

--such services effectively help re- 
cipients to achieve self-support 
or reduced dependency and 

SOCIAL SERVICES DO THEY HELP 
WELFARE RECIPIENTS ACHIEVE 
SELF-SUPPORT OR REDUCED DEPEVENCY7 
Social and Rehabilitation Service 
Department of Health, Education, and 
Welfare B-164q31(3) 

--this goal can realistically be 
achieved given the present nature 
of services, the method for deter- 
mining who should receive certain 
services, and economic constraints 

G40 did not assess whether other 
goals of social services are being 
achieved or the Impact of services 
provided to past or potential welfare 
recipients eligible under the Social 
Security Act 

AFDC recipients receive social serv- 
Ices under two provisions of the act 
title IV, part A, and title IV, 
part C The Federal Government pays 
$3 for every $1 that the States spend 
on part A and $9 for every $1 that 
States spend on part C HEW IS re- 
sponsible for administering services 
provided under parts A and C, and the 
Department of Labor IS responsible 
for administering certain aspects of 
the work incentive (WIN) program 
under part C 

GAO classified social services as 
either develoomental or maintenance 
Developmental'services are those 
which could directly assist recipients 
in achaevlng self-support or redbced 
dependency. Such services include 
counseling or referrals to Job- 
tEiinl?Ig programs, Job tralnlng, or 
Job placement 

Maintenance services are those which 
could help recipients sustain or 
strengthen farniiy life Such services 
as day care, therefore, could be 

I&r She& Upon removal, the report 
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consldered developmental or malnte- 
nance, depending on whether the re- 
clpients needed them to obtain or 
retain employment 

GAO based its findIngs and conclu- 
sions on analyses of two randomly 
sampled AFDC caseloads in Baltimore, 
Maryland, Denver, Colorado, Jeffeu- 
son County, Kentucky (Loulsvllle), 
Orleans Parish, Louisiana (New Or- 
leans), and Oakland, Callfornla 

One sample ln each city included 
150 cases receiving AFDC at August 1, 
1971, and at July 31, 1972 (open 
cases) The other sample in each 
city included 150 cases whose AFDC 
grants were djscontlnued between 
August 1, 1971, and July 31, 1972 
(closed cases) GAO did its fleld- 
work between July and December 1972 

FINDINGS AND CONCLUSIONS 

Social services had only a minor im- 
pact on directly helping recipients 

to develop and use the skills neces- 
sary to achieve reduced dependency or 
self-support Therefore, one of the 
basic congressional goals for the 
services--that they help people get 
off welfare--has not been achieved 

It 1s unrealistic to expect that so- 
cial services can play a maJor role 
in helping recipients achieve re- 
duced dependency or self-support, 
considering the nature of services, 
the method for determining who should 
receive certain services, and present 
economic constraints Still, the 
social services program has positive 
aspects. Developmental services 
directly helped some recipients ob- 
tain employment Ma1 ntenance serv- 
ices helped many AFDC recipients cope 
with and overcome day-to-day prob- 
lems, strengthen'thelr family life, 
and increase their self-confidence 

Over the long run these benefits are 
necessary if recipients are to ulti- 
mately benefit from developmental 
services 

Dzd soma servzces help reczpzents achzeve self-support7 (ch 4) 

The following chart shows the direct impact that services had on GAO's 
sample of 750 closed cases 

RECIPIENTS ND LONGER NEEDING AFDC (750 CASES) 

+- 4 5% OBTAINED EMPLOYMENT 
SERVICES HAD A DIRECT IMPACT 

77% NO LONGER NEEDED 
AFDC FOR REASONS OTHER 
THAN EMPLOYMENT 

r  
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Dzd soczal servzces heZp reczpzents achzeve reduced dependency? (ch 5) 

The following chart shows the direct impact that services had on GA9's sample 
of 750 open cases 

RECIPIENTS RECEIVING AFDC (750 CASES) 

FOR REASONS OTt 
THAN EMPLOYME 

- 7 5% THROUGH 
SERVICES 

iER 
iNT 

EMPLOYMENT 
HAD NO DIREC 

2% THROUGH EMF ‘LOYMENT 

T IMPACT 

SERVICES HAD A DIRECT IMPACT 

79%HAD NO REDUCED 

DEPENDENCY 

upa ACHIEVED REDUCED DEPENDENCY 

Do reczpzents recezve servzces 
that can heZp them 
realzze thezr potentzal? tch 6) 

Because local welfare departments do 
not have adequate systems to assess 
recipients' potential, they cannot 
insure that their service resources 
are allocated for the maximum benefit 
of recipients Deciding what type of 
services recipients should receive 
1s generally left to the SubJective 
Judgments of caseworkers, who have 
no way to ObJectively assess recip- 
ients' potential and to provide ap- 
propriate services 

GAO was able to obtain the necessary 
data to systematically determine that 
247 of 600 recipients (41 percent) in 
Its open-case sample had potential to 
achieve self-support 

--About 25 percent received Job 

tral nlng or were awaiting Job re- 
ferrals 

--About 38 percent received develop- 
mental services limited to discus- 
sions or referrals--generally not 
the type of services that could 
directly help them achieve self- 
support 

--About 13 percent received only 
ma1 ntenance servi ces 

--About 24 percent did not receive 
any services 

GAO reviewed the way the five cities 
were preparing to implement the 1971 
social security amendments The 
amendments, effective July 1, 1972, 
require most AFDC applicants to reg- 
ister for WIN services as a condition 
of eligibility. GAO determined that 
(1) four of the five cities did not 

Iear Sheet 3 



begin lmplementlng the amendments 
until late 1972 because of startup 
problems and (2) although Federal 
guidelInes provide that certain char- 
acterlstlcs be considered in assess- 
ing AFDC recipients' employment 
potential, there IS no systematic 
means for lnsurlng that the character- 
IstIcs are considered uniformly 

Can soma servzce resources be 
aliloeated more effectzveZy7 (ch 7) 

The Denver Welfare Department devel- 
oped and tested an Inventory approach 
for systematlcally measuring the 
strengths, problems, and potential 
for self-support of AFDC recipients 
This approach assists caseworkers in 
determining, on the basis of recap- 
lents' circumstances and charactens- 
tics, whether reclplents have 

--potential to achieve self-support 
WI thout services, 

--potential to achieve self-suppout 
If they receive appropriate serv- 
ices9 or 

--limited potential to achieve self- 
support at the present time 

GAO's validation of the Denver Wel- 
fare Department's statistical tests 
showed that the approach can accu- 
rately predict employment potential 
GAO used the approach to help de- 
termine the potential of recipients 
in Its open-case sample GAO's 
statlstlcal tests showed that other 
characteristics indicative of po- 
tential are the length of time on 
welfares number of children in the 
household, number of children under 
age 6, and age of the recipient 

Has HEW, State, and local 
admznzstratzon been effectcue (ch 8) 

The Congress enacted the 1971 social 

security amendments partly to Improve 
HEW's and Labor's administration of 
the WIN program Federal leadership 
In other services programs has not 
been aggressive, and program account- 
ability has not been emphasized 
Administration of the services pro- 
grams at all levels of government 
needs strengthening 

Consequently, caseworkers have not 
fully understood program goals or 
their roles9 and their ability to 
effectively interact with recipients 
has decreased (See p 67 ) 

On Vay 1, 1973, the Secretary of HEW 
issued new Federal regulations gov- 
erning social services programs ad- 
ministered under part A to more 
clearly define goals and types of 
services eligible for Federal match- 
Iv3 The 
not state 
effect is 
uated 

regulations, however, do 
how the program's overall 
to be monitored and eval- 

Are barrzers znhzbztuzg the 
effectzveness of servzces7 (ch 9) 

Certain barriers which cannot be in- 
fluenced by social services greatly 
affect whether AFDC recipients 
achieve self-support or reduced de- 
pendency Welfare offlclals stated 
that the following factors had been 
barriers 

--Limited employment opportunities 

--Limited training resources to which 
AFDC recipients can be referred 

--Limited child care facilities in 
low-Income areas 

--Insufficient caseworkers as case- 
loads Increase 

If these types of barriers were re- 
moved or mitigated, services could 
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have a greater impact on helolnq re- 
clplents achieve self-support 
First, however, program admlnlstra- 
tion must be improved 

RECOBB-ENDATIONS 

To improve program adm~nlstratlon, 
GAO recommends that the Secretary of 

( HEW 

--Start a number of demonstration 
proJects using the inventory ap- 
proach, or slmllar approaches, to 
assess the potential of all welfare 
recipients and to allocate service 
resources accordingly 

--Establ7sh an appropriate time 
period for completing these proJ- 
ects and, at the end of this 
period, analyze the data to de- 
termine which approach would most 
effectively allocate resources 
Two years seems to be an adequate 
period 

--Report to the Congress at the end 
of the test period on actions to 
be taken to improve the allocation 
of service resources as a result 
of the study 

--Develop by July 1974, with the 
/ Secretary of Labor, a system so 

certain characteristics of re- 
clplents--shown in this report to 
be indicative of high potential to 
achieve self-support or reduced 
dependency--serve as the basis for 
determining which recipients reg- 
lstered under the 1971 amendments 
will be given prlor7ty in receiving 
WIN services 

The time period in this recommenda- 
tion takes into account that most 
of the cities in GAO's review did 
not begin lmplementlng the 1971 
amendments until late 1972 GAO 

believes that by July 1974 prob- 
lems ~7th implementing the new 
requirements should be resolved 
and Improvements ?n the proqram's 
administration could be effectively 
implemented 

--Disseminate, with the Secretary of 
Labor, copies of this report to 
State and local welfare and man- 
power agencies so that they will 
be aware that better allocation of 
service resources IS needed and 
feasible This will allow them to 
begin exploring ways to improve 
their programs 

GAO also recommends that, to improve 
proqram accountability for services 
provided under part A, the Secretary 
of HEW 

--Develop and implement a system to 
obtain nationwide data on the lm- 
pact of services for use in con- 
si derl ng program and financial 
strategies 

AGENCY ACTIONS AND UNRESOLVED ISSUES 

HEW generally agreed with GAO's 
recommendations and aqreed to begin 
to implement them (See app XI ) 

HEW's response to GAO's recommenda- 
tlon that demonstration proJects be 
started was fairly general To fully 
assess HEW's efforts, GAO should 
know what approaches are going to be 
tested, where the tests will occur, 
and the scope of such tests 

HEW commented further that there IS 
no statistical assurance that the 
samples from the five cities GAO re- 
vlewed are representative of the 
country as a whole and that it may 
be inappropriate to draw unquallfled 
conclusions about the impact of 
services However, HEW did not cite 



any blaslng characterlstlcs, other 
than size, to indicate that the AFDC 
populations In the five cities are 
not similar to the AFDC populations 
in other cltles 

The States where GAO made its review 
commented primarily that the goal of 
getting people off welfare is only 
one of several goals the Congress 
established for services and that 
any assessment of the program's total 
impact should recognize the other 
goals The States generally d-rd not 
disagree with GAO's flndlngs regard- 
ing the direct impact that services 
had on helping recipients achieve 
self-support or reduced dependency 

MATTERS FOR COIVSIDERATION 
BY THE CONGRESS 

The Congress, HEW, and the Depart- 
ment of Labor have not established 
specific criteria for assessing the 
effectiveness of social services in 
helping reclplents get off welfare 
By using GAO"s findIngs, they can 
begln to develop such crlterla 

Recognizing that 41 percent of the 
open cases in GAO's sample had po- 
tential for employment, the Congress 

should consider whether the number 
of AFDC recipients directly helped 
by social services to achTeve self- 
support or reduced dependency-- 
4 5 percent for those no longer 
needing AFDC and 2 percent for those 
still recelvlng it--is acceptable 

Although the Congress requires execu- 
tive departments to report the ef- 
fect of services, the departments 
have prlmarlly reported the number 
of services provided and the number 
of recipients in the program It 
would be appropriate for the Congress 
to reemphasize its desire to have 
information on results 

Yew HEW regulations on the social 
services programs admlnlstered under 
part A better define the program 
goals, but they do not specify any 
criteria for determinIng whether 
those goals are achieved Yelther 
are there specific criteria for 
measuring the effectiveness of serv- 
Ices provided under part C There- 
fore, the Congress should direct HEW 
and Labor to develop criteria for 
measuring the effectiveness of social 
services, with a goal of incorporat- 
ing such criteria In Federal 
regulations 

6 



CHAPTER 1 

INTRODUCTION 

Public assistance programs authorized by the Social 
Security Act provide for two basic types of help--money pay- 
ments and social services This report deals with social 
services provided to recipients of the aid to families with 
dependent children (AFDC) program, the maJor category of as- 
sistance authorized by the act 1 Under the act social serv- 
ices can also be provided to past or potential welfare 
recipients. 

AFDC recipients receive social services under two pro- 
vlslons of the act title IV, part A, and title IV, part C 
Part A provides for States to develop programs for provldlng 
services to AFDC reclplents to 

--insure, to the maximum extent possible, that they 
will enter the labor force, accept employment, and 
ultimately become self-supporting, 

--prevent or reduce the incidence of births out of 
wedlock and otherwlse strengthen family life, attain 
or retain personal independence, and protect children. 

Part C provides for AFDC recipients to receive training 
and other services under the work lncentlve (WIN) program 
so that they can become 
famllles to independence 

employed, restoring them and their 

The Department of Health, Education, and Welfare (HEW) 
1s the primary agency responsible for admlnlsterlng the pro- 
gram The Department of Labor 1s responsible for admlnlster- 
lng certain aspects of the WIN program 

‘Public assistance programs authorized by the act are 
usually grouped into two categories--the adult programs 
for the aged, blind, and disabled and the AFDC program 
The AFDC program accounted for about 80 percent of the 
14 mllllon reclplents of federally supported public 
assistance at the end of fiscal year 1972 



We evaluated social services provided to AFDC reclplents 
to determine whether 

WV such services effectively assist recipients to achieve 
self-support or reduced dependency and 

--this goal can reallstlcally be achieved given the 
present nature of services, the method for determlnlng 
who should receive certain services, and economic 
constraints . 

We did not evaluate the extent to which the other goals of 
the services offered under part A were being achieved. 

Federal expenditures for soclai services to AFDC re- 
cipients have increased greatly in recent years, as shown 
below 

Federal expenditures for services 
provided under title IV (note a) 

Part A Part C Total Fiscal year 

1970 $ 538.6 $ 86.6 $ 625.2 
1971 551.1 128 9 680.0 
1972 (estimate) 1,273.3 171 1 1,444 4 
1973 (estimate) 1,551 2 395 0 1,946 2 

aPart C includes HEW and Labor expenditures 

As a result, the Congress has become increasingly con- 
cerned about the effect of services on welfare recipients 
To date HEW has not developed such lnformatlon, although In 
the past year it has begun to do so. Thas lack of lnforma- 
tlon led the Senate Committee on Approprlatlons to observe 
in 1972 that 

“The Committee 1s not convinced that these funds 
[social service expenditures] are being spent 
prudently and effectively, In all cases ‘I 

* * * * * 



‘I* * * The Department of Health, Education, and 
Welfare cannot even describe to us with any pre- 
clslon what $2,000,000,000 of taxpayers money is 
being used for ” 

In dlscusslng the program’s growth, a Senator stated that 

‘I* * * For years beyond 1973, Congress must under- 
take an honest assessment of this program’s worth 
There 1s no doubt that the threat posed by the 
vastly increased spending for social services 1s a 
very serious problem, but perhaps more serious 1s 
the almost complete lack of lnformatlon as to how 
this money 1s spent, because without such data we 
have no way of knowing whether our money 1s being 
wasted or spent soundly. 

“At this time, there 1s no single person or agency 
who knows how many State programs are being financed 
under social services, slmllarly, nobody knows ex- 
actly what the State programs are And, as many 
Senators might suspect, since we do not know how 
many or what kind of programs are being financed, 
we have no idea how well the social services program 
has achieved Its stated goal of keeping persons 
off welfare.” (Underscoring supplied.) 

The Congress, HEW, and the Department of Labor have not 
established speclflc criteria to assess the effectiveness of 
social serv$ces in helping recipients get off welfare Can 
we say that this goal 1s successful If perhaps 4 percent of 
the AFDC recipients obtained employment and no longer needed 
welfare because they received social services’ Should the 
number perhaps be 20 percent? No one 1s certain By using 
lnformatlon In this report, however, the Congress, the execu- 
tive branch, and the public can begin to develop crlterla’to 
Judge the results 

SCOPE AND APPROACH 

Our findings and conclusions are based on analyses of 
randomly sampled AFDC cases from Baltimore, Maryland, Denver, 
Colorado, Jefferson County, Kentucky (Loulsvllle), Orleans 
Parish, Loulslana (New Orleans), and Oakland, Callfornla We 
did our fieldwork between July and December 1972 

9 



We selected random samples of 150 AFDC open cases and 
150 AFDC closed cases at each of the 5 locatIons Open cases 
were selected from the universe of cases that received AFDC 
money payments at August 1, 1971, and at July 31, 1972 ’ The 
closed cases were selected from the universe of cases that 
were closed (1.e , AFDC money payments were dlscontlnued) 
during the period August I, 1971, to July 31, 1972, and that 
remained closed at July 31, 1972 2 These samples provided 
us a statlstlcal rellablllty of 95 percent The proJectlons 
In the report have sampling errors ranging from 1 percent 
7 4 percent 

The AFDC universes from which we selected our sample 
follow. 

Locat ion 

Baltimore 
Denver 
Louisville 
New Orleans 
Oakland 

Total 

Universe size 
Open Closed 

26,964 8,63; 
10,537 4,083 
10,092 2,037 
14,612 2,833 
11,027 5,569 

73,232 23,157 

to 

cases 

We obtained lnformatlon from case records and Interviews 
with caseworkers and recipients In evaluating the effects 
of services, we gathered service lnformatlon for August 1970 
through July 1972 

We recognize that certain factors, such as high unemploy- 
ment rates, limited Job-training slots, inadequate educational 
systems, and lnsufflclent day care vacancies--some of which 

ITo use lnformatlon obtained during the pilot study in 
Denver, the open-case sample in Denver was selected from 
the universe of AFDC cases which received welfare as of 
January 1, 1971, and received welfare at July 31, 1972. 

*See appendix IX for a descrlptlon of the characterlstlcs of 
the AFDC cases in our sample 
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cannot be influenced by social services--play a major role In 
determining whether AFDC recipients obtain employment We 
did not determine the extent to which these factors directly 
affected the ability of AFDC reclplents to obtain employment 
Rather, we obtained general lnformatlon, statlstlcs, and the 
oplnlons of welfare offlclals on the extent to which these 
factors existed In each location 

Although the posltlve effect of social services may not 
always be measurable, the almost complete lack of data on the 
impact of the program and the need to develop program account- 
ablllty made It necessary to report on that portion of the 
program which 1s quantlflable- -the direct impact of services 

Closed-case approach 

Since these recipients were no longer receiving AFDC, 
our primary goal was to determine whether services had 
directly assisted them to obtain employment We determined 

--why the reclplents no longer needed AFDC, concentrat- 
ing on cases closed because of employment, 

--whether those reclplents received services and, If 
so, whether the services were of the type that could 
help them obtain employment, and 

--whether the services helped the reclplents obtain 
employment We assumed that services could directly 
help reclplents obtain employment and generally would 
not directly affect reclplents whose cases were closed 
for such reasons as moving to another Jurisdiction or 
receiving an increase In social security benefits. 

We could not assess the extent to which such factors 
as age, education, job experience, number of children in the 
family, and desire to work directly affected the ablllty of 
reclplents to find employment Through statlstlcal analyses, 
however, we were able to generally determine the extent to 
which these factors were correlated with the ablllty of re- 
clplents to achieve self-support (See app I for a descrlp- 
tlon of the analytical techniques we used ) 




































































































































































































































